This paper measures the level of participation in Ghana's four most recent development policy and planning documents, from the Vision 2020 to the Ghana Shared Growth and Development Agenda. Using Systematic Review and a developed modified version of Arnstein's Ladder of Citizen Participation, the paper concludes that development planning in Ghana is top down and non participatory. The paper further uncovered that civilian and military governments before and after independence in 1957 adopted the top down approach and planned from the centre with no traces of citizens' participation in the planning processes. It was further determined that this top down and non participatory mode of planning is deeply enshrined in Ghana's current and past development planning culture and history, a legacy bequeathed to colonies by colonialists.
Introduction
The roots of this paper and my unending interest in institutional documents are in my doctoral thesis that focus was on the making of policies and plans. The 20 th century eventually witnessed a big push globally towards the involvement of citizens in decisions that affect them at both the national and local levels. The antecedent of this big push dates back to the 1950s. Burke states that 'prior to the 1950s community planning was the exclusive domain of a single organization-the city planning agency or department ' (1979, 11) . He continues: 'human services or social planning was virtually nonexistent-at least at the magnitude we know today ' (1979, 12) . Burke outlines several events that have shaped the outlook of planning since the 1950s. He argues that 'multiple planning centres, citizen participation, and changed decision environment have markedly affected the scope, practice, and objectives of planning… '(1979, 12) . And to Burke list have been added the end of colonialism, self-government, independence and democratic governance.
The end of colonialism, the beginning of self-government and the emergence of democratic elections led to the awakening of the principle of citizen participation. Also referred to in this paper as the 'bottom up' approach, this 'new model' of citizen participation was quickly adopted by development planners in developing countries. This approach was a complete opposite to the 'top down' model; an approach practiced under Ghana's British colonial masters, institutionalized by successive governments in the country before and after independence and formalized as a policy option during years of military rule.
Before proceeding, the following clarifications are provided. Development planning covers the processes and procedures of making a plan, whether local or national. It involves the institutions, instructions and guidelines used in the process. The output of a development planning process is a development plan -a document that outlines what a planning body (local or central) is setting up to accomplish within a specified time period in both physical and non-physical terms. A 'bottom up' approach centres around participation of the people in development planning. On the contrary, a plan or/and planning process dictated in various form by central authorities, be it the presidency, an ad hoc or formal national planning body and/or foreign institutions and/or governments falls under the definition of 'top down'. Dye refers to policy makers at the top as 'the national elite ' (2001, 1) . This is a broad and diverse group of individuals and institutions that inform, influence and/or dictate national development policies. Specifically, the national elite are those 'who formulate, manage, and direct the policies and activities of government…' (Dye 2001, 2) .
Referring to the 'top down' approach as 'control from the top', Friedmann (1987) traces the contemporary intellectual birth of this model of planning to the destruction and confusion of the First World War. He argues: 'the war had speeded up a change in public opinion that made it seem less outrageous than before that government should regulate business for a public purpose ' (1987, 89) . The actual materialisation and maturity of this intellectual birth did not occur for almost forty years, just around the time that Ghana and many colonists were becoming independent. Friedmann attributed this change in societal perception of state involvement in national development planning to Herbert Hoover (former Commerce Secretary and President of the United States) who argued for an 'associative state'-that is, government managing, speeding up and guiding the 'development planning process ' (1987, 90) . Although the initial debate about 'control from the top' was not planning specific, it was quickly adopted in various form by the emerging planning profession.
The American experience with control from the top was strengthened during the presidency of Roosevelt. He set up the National Planning Board, similar to Ghana's National Development Planning Commission (NDPC). To the board, wise planning was 'based on control of certain strategic points in a working system' (Friedmann 1987, 93) . It involved a continuous reorganization as situation changes from time to time. Herein lies a clear testament of control from the top as practiced in the United States. As will be discussed later, Ghana's NDPC through various Acts of parliament continuously reorganizes the planning environment in the country. Control from the top in Western Europe followed a similar pattern-that is, emerging from the ruins of economic hardship, confusion and war. This time, the Second World War. Notable is the French Planning Commissariat. Masse states that the French Commissariat General du Plan and the idea of 'planification' were direct consequences of the war and not theory. He states: 'one cannot help being struck by the fact that in France practical planning preceded the theory by a long time… ' (1962, 1) .
The motivations for an ongoing appetite for national development planning from the top in Ghana are similar to the United States and France. Although now considered a stable democracy, Ghana have at varying stages and levels since independence in 1957 experienced periods of commodity shortages and war like confusion emanating from unstable economic indicators and regular military coups and counter coups. The country's economy, notably its currency (the Cedi) behaves like a restless pendulum from time to time. The very steep depreciation of the Cedi for example in 2012 and the continuous debate and controversies surrounding the rate and extent of depreciation that it created was nothing less than total confusion. Arguments presented in this paper are structured in the following manner. After a discussion on the antecedents of participatory planning in the United States, Europe and Ghana and a clarification of key concepts in section one, the analysis moves on to the theoretical and methodological basis of the paper. Section three focuses on the history and culture of planning from the top in Ghana. The data is analysed and reviewed in section four and section five concludes the paper with several recommendations.
Theoretical Underpinning
Citizen participation at all levels of the planning process is today synonymous with contemporary planning practice. Burke emphatically states that 'it is axiomatic to conclude that planning is participatory ' (1979, 65) . To talk about the practice of planning without a mention of citizen participation is uncharacteristic of the planning profession and planning practice. Randolph agrees and argues that in planning, 'the rationale for public participation is both philosophical and pragmatic… '(2012, 43) . Acceptability and success of implementation are gained largely through citizen participation. Arnstein (1969) Ladder of Citizen Participation places this paper within a suitable analytic frame.
Arnstein refers to citizen participation as a categorical term for 'citizen power ' (1969, 216) . She states that citizen participation is the redistribution of power that enables the have-nots to be deliberately included in the economic and political processes. That participation allows the have-nots to join in determining how information is shared, goals and policies are set and programmes operate. She concludes by referring to citizen participation as the means by which the have-nots can induce significantly social reform and ultimately share in the wealth of their country (1969, 216) . A developed modified version of Arnstein's ladder with its eight stages of participation and non-participation to be used analytically in this paper is reproduced in figure 1 below. (Owusu 2014) .
Systematic reviews are useful for identifying, analysing and synthesising existing research (Alston & Bowles 2013; Victor 2008 ). Norton states that systematic reviews 'are a method of collating and bringing together large amounts of information and using this available evidence to answer different types of questions … ' (2008, 381) . The question this paper seeks answer to is how participatory were the plans and planning processes? Three major forms of systematic reviews exist. Traditional reviews that make extensive use of randomised controlled samples and statistical analysis and, the integrative approach that focuses on theory development. The third form, the mixed method or extended review which this paper adopts focuses on processes and people's perceptions. Further, the mixed method makes use of varying qualitative researches and it accommodates a narrative form of synthesis and analysis (Alston & Bowles 2013; Victor 2008) .
Systematic reviews are very purposeful and structured and can be replicated like all scientific methods. Norton outlines the following criteria for any successful systematic review: the aims and objectives of the review are clearly provided, there is an adequate description of the context in which the research is being undertaken (including a rationale for why the study is being pursued), there is an adequate description of the samples used and the methods for how the samples were identified and recruited, there is an adequate description of the methods used to collect samples and there is an adequate description of the methods used to analyse the data (2008, (383) (384) .
The review would be carried out within the perimeters of the developed modified version of Arnstein's ladder. Although actual physical participation or non-participation is central to contemporary development planning practice, the overall focus of the review would be about determining the level of participation as measured from the four policy texts. The levels of participation from the four policy documents serves as the measuring bench mark for actual participation during implementation. The policy matrixes of the plans that contained policy themes, policy issues, policy objectives and policy activities/strategies would serve as the basis of the review.
The only difference will be with the Ghana Vision 2020 where the review will be done by an analysis of sections three, four and five of the plan. The selected sections contain the policy objectives, activities and issues of Vision 2020. Vision 2020 does not have a policy matrix.
The intentions and intended actions of policy makers to engage the have-nots in development planning decision are documented in policy issues, themes, objectives and activities. A policy objective 'is any specific policy outcome to which an activity or several activities are aimed at achieving. A policy activity is the policy measure or measures specifically directed at achieving the objective/s' (Owusu 2014, 3) . Policy issues are constraint/s identified as hampering local development. These constraints normally inform policy objectives and activities. A policy theme is the primary subject under analysis. It contains the policy issues, objectives and activities. Through the occurrences in the texts of the policy matrixes and sections three, four and five of Vision 2020 of the following words and phrases: participation, involvement, local involvement, community involvement, engagement, citizen power, citizen control, local consultation, local planning and bottom up planning, the measurement will be carried out. The total occurrences of the above participatory terms within the texts will be matched against the combined total of policy areas, issues, objectives and activities in order to measure the level of participation. Although the context within which the selected participatory terms occurred could be contextually significant, the review only focused on the physical occurrences of the selected words or phrases. Any amount of occurrence/s, whether one or more will be the yardstick for determining participation or non-participation. The more the occurrences, the more the degree of participation and more importantly, the more the degree of intended participation.
A History and Culture of Top Down Planning
Ghana's history of documented development planning and plans dates back to 1920 when a Ten Year Development Plan (1920) (1921) (1922) (1923) (1924) (1925) (1926) (1927) (1928) (1929) (1930) was launched under Gordon Guggisberg, the colonial British Governor of the Gold Coast, now Ghana (Ewusi 1973, 1; Kay 1972, 41 & 53-59) . The period of implementation of that plan was 1920 -1927 (Ewusi 1973 . As it became the pattern under colonialism, 'the colonial administration diagnosed the weakness of the economy' (Kay 1972, 42) . The colonial administration singled out transportation as the major weakness of the economy. About seventy five percent of budgetary allocation under the Guggisberg's plan was for transportation (Kay 1972, 42) . The Guggisberg plan also resulted in the construction of some health centres (Huq 1989, 6) . Early British colonialism in Ghana was a period of absolute therapy and manipulation, where non-participation was the administrative principle. Citizen participation as the redistribution of power that enables the have-nots and locals to be deliberately included in the development planning process was absent. British colonialism was not a participatory and/or democratic phenomenon in all spheres, development planning inclusive.
There is no evidence to indicate that the locals participated in any form in whatever decision making and/or planning processes that existed during colonialism. Howard provides an excellent insight into this non-participatory situation under colonialism in Ghana. She states: 'a European club in Accra was the focus of social events; no African were permitted into the club until independence in 1957. Here decision could be made over cocktails at sundown, later to be translated into government language for the benefit of the Africans ' (1978, 147) . British colonialism 'was not merely undemocratic; it was anti-democratic', exclaims Kwarteng (2011, 7) . Not even Lugard's indirect rule system can stand out as an exception in this respect. Adu Boahen agrees, stating that indirect rule was 'in reality, the most indirect way of ruling directly' (quoted in Briggs 2010, 19) . Participatory planning did not stand a chance under indirect rule, control from the top was the status quo.
The basic principle underlying indirect rule as presented by Lugard and practiced in Uganda, Nigeria and other colonists was to allow traditional chiefs to continue ruling locally, but under the direct supervision of the colonial masters (Briggs 2010, 19) . Colonial administrators mastered the art of manipulating and controlling local chiefs from the top and the ease of imposing direct rule indirectly through them. Amongst others, Apter outlines the following principles as key to indirect rule -the right to legislate is reserved for the colonialist, the right of conforming or otherwise deciding on a successor chief is reserved for the colonial governor and the right to appropriate land for planning purposes is vested in the colonial governor (1972, 121) . Where in lies any form of bottom up planning if the locals had no say in the appropriation of their land. Apter further argues that indirect rule shifted 'the focus of authority and responsibility away from the legitimate properties of chieftaincy to those of British power. An immediate consequence was to identify the chiefs as agents of British rule ' (1972, 122) .
Briggs maintains that indirect rule as it was administered in the Gold Coast undermined the very institution it was intended to protect because, chiefs owed their authority to the colonial masters through their appointment process (Briggs 2010, 19) . Apter agrees and argues that 'the most disruptive element of all was introduced by transmuting traditional legitimacy into legitimacy derived from Great Britain ' (1972, 123) . Referencing Deschamps' Lugard Memorial Lecture, Crowder argues that the practice of using chiefs as the modus operandi of indirect rule made the practice very similar to the French Assimilation. He concludes: 'far from what is generally supposed, the two were in practice very similar, since they both reposed on indigenous chiefs ' (1964, 197) . If the French were aimed at 'making Africans French under Assimilation', the British were aimed at 'making Africans British under Indirect Rule' and, not aimed at participatory planning. The British were top-down and non participatory in practice. They ensured that there was always a clear distinction between those at the top and those at the bottom. In each colony Kwarteng argues, 'there were highly detailed tables of precedent, which showed exactly where everyone stood in the pecking order ' (2011, 4) . And in that pecking order in development planning terms, the locals were always at the bottom. Under such circumstances and culture, participatory planning under colonial rule was a mirage. Colonialism's top-down nature was graphically represented in planning and plan making.
One other named Ten Year Development Plan (1946) (1947) (1948) (1949) (1950) (1951) (1952) (1953) (1954) (1955) (1956) , the Plan of Development and Welfare of the Gold Coast was drawn and crafted from the centre under direct colonial rule and implemented only during 1946 (Ewusi 1973, 1) . A third Ten Year Plan for the Economic and Social Development of the Gold Coast (1951) (1952) (1953) (1954) (1955) (1956) (1957) (1958) (1959) (1960) (1961) implemented only in 1951 was launched just before self-government later that year (Ewusi 1973, 1 & 5) . The plans and planning processes from Guggisberg till self-government never deviated from the top-down approach. Killick agrees arguing that those plans and the planning processes, including those developed by Nkrumah and his Convention People's Party (CPP) were top down and no different from those of the colonialist they had fought to dislodge (1978, 34) .
In an attempt to provide a justification for Nkrumah and his CPP adopting the colonial approach to planning, Ewusi provides an excellent supporting argument for the top down nature of planning after self-government in 1951. He states: 'there are practical reasons to explain why the Convention People's Party government adopted the colonial planning techniques. For one thing, there were no African specialists with the expertise to formulate sophisticated plans. Also, Ghana was still more or less a colony and her policies had to be approved by Britain. It is not surprising, therefore, that the Nkrumah government adopted the first plan in toto ' (1973, 5) . Ewusi concludes: "Nkrumah was 'seeking first his political kingdom' and the niceties of planning were not given prime consideration" (1973, 6) . With the niceties of planning placed firmly at the back burner from Guggisberg to self-government, all governments during that period operated by absolute control from the top. It is not a difficult decision to assign the period from Guggisberg to self-government Arnstein's non-participation levels, where the mode of planning was totally manipulative. After independence in 1957 and in the midst of the excitement and confusion, a Consolidated Plan covering the period 1958-1959 was launched (Ewusi 1973, 1 (1978, 36) . This wasn't a shift away from control from the top, absolutely not. It was a shift towards more controlling the development planning process by Nkrumah and his CPP. This move was clearly exemplified by a speech Nkrumah delivered in 1959 where he 'placed more stress and urgency on socialism as an ideology of the CPP' (Killick 1978, 36) . Not on participatory democracy that could have over time had the prospect of translating into participatory planning. Rather, it was on Nkrumah's Socialism/African Socialism.
For Nkrumah, 'modern socialism required a centralized form of government to direct the operation and development of the economy…the state would be fundamental in Ghana's "big push" for industrialization, economic growth, and the creation of socialism' (Biney 2011, 107) . With the state being positioned to play a fundamental role, planning from the top became ultimately the planning method. Government direct involvement in the organization of economic activities was encouraged and perpetuated. This top-down approach to planning was brought into perspective by Nkrumah's own words. He said: 'the domestic policy of my government is the complete ownership of the economy by the state' (Killick 1978, 38) . 1963 -1971 (7YDP 1963 . The political and ideological underpinnings of the Programme and the top-down approach to development planning were maintained by the new plan. That should not be a surprise because Nkrumah was still in power. The desire of Nkrumah to solve the country's poverty and unemployment problems by planning from the centre was clearly evident in the Seven Year Development Plan. In accordance with the prevailing Marxist ideology of Nkrumah's CPP, the government progressively acquired a controlling role in the economy through its direct investments in the industrial and agricultural sectors (7YDP 1963 3, 19-20) . Under circumstances where Nkrumah's desires and ambitions were contrary to the plan, he imposed his will. On one of such occasions, Nkrumah was known to have retorted -'Who decides, Mensah or me'? (Biney 2011, 110) . Mensah headed the planning commission. What an evidence of a government controlling the development planning process from the centre. Prior to the formulation of that plan, economic stabilization had never been a committed policy focus of previous national plans. The NLC opened up the economy and encouraged private involvement in productive activities. This was a major break from Nkrumah. The NLC's stated objective was to gradually disengage the state from economic activities. On the contrary, Naylor maintains that the NLC 'polices were not substantially different from those pursued by the CPP ' (2000, 20) . Development planning under the NLC exhibited some form of 'tokenism'. The development planning process under the NLC showed signs of graduating from manipulation and therapy to informing and consultation because of the government's attempts at opening up the economy to private investments. Under tokenism, citizens are being heard although they lack the capacity and power to influence the planning process. It is unclear as to whether the attempt at opening up the economy was a direct result of citizens' power and participation or the result of IMF conditions and pressure.
It is emphasized here that any form of graduating from level two to three on the ladder during the NLC's period was not a result of citizens' power because the NLC was a military government and, soldiers are not democratic. The attempted graduation being discussed here is attributed to the influence of the IMF and the World Bank. Awoonor states that immediately after the NLC came to power, 'the International Monetary Fund and the World Bank resumed their ties with Ghana, granting her immediate short term loans amounting to £10 million ' (1990, 212) . Akonor went further by listing several conditions from the IMF the NLC had to comply with between 1966 and 1969 in order for a working credit relationship to be maintained. He refers to the devaluation of the Cedi, ceiling of the Central Bank credit to the government and commercial banks (2006, 26) . In any case, participation at the informing and consultation levels does not in any form allow the have-nots/locals views to be heeded by the top. Graduation during that period cannot even be placed at the level of placation where the ground rules allow the have-nots to advise the top. Again, this was a period of a military government and solders don't take lectures from civilians. If they did, at the barest minimum, they would not have overthrown an elected civilian government. A year after the plan was commissioned, the NLC ended its governance by reinstating constitutional rule in October 1969. The Progress Party of Busia was elected into office.
Busia's government continued a working credit relationship with the IMF and 'attempted to deepen the liberalization and privatization' (Hutchful 2002, 10) started by the NLC. This working credit relationship led the IMF to push for further devaluation of the cedi, over 40 percent by 1971 (Hutchful 2002, 11; Akonor 2006, 27) . Despite Busia's attempt at privatization, the top down nature of development planning still featured prominently in activities and policies of the Progress Party. Killick agrees arguing that 'in spite of an apparently positive attitude to the free operation of market forces, a large role was also envisage for the state ' (1978, 56) . Although democratically elected into office, there is no evidence of a bottom up participatory planning under Busia. Within the perimeters of Arnstein and in development planning terms, Ghana still found itself lurking between the second and third levels of the ladder under Busia. The Progress Party administration was however short lived. On January 13, 1972, after less than two and a half years in office, the government was overthrown by Colonel (later General) Acheampong.
The National Redemption Council (NRC) military government came to power. The NRC moved the country to stricter controls, similar to those witnessed under Nkrumah's CPP. In essence, that move should not have been a surprise as 'Acheampong had received some training at Nkrumah ideological institute in Winneba' (Brydon & Legge 1996, 11) . Any attempts at further graduation on the ladder from consultation to placation and beyond were dashed by the policies and actions of the NRC. That coup moved Ghana back to the bottom of the ladder, from apparent tokenism to non-participation. The policies and actions of the NRC support this position. A return to the task of creating a command economy was again started. The local currency was re-valued by the state. The military government returned to import and price controls. The soldiers further stated that they would reactivate various state enterprises left uncompleted or abandoned after Nkrumah (Hutchful 2002, 11; Killick 1978, 316 Akonor provides this insight into the development planning philosophy of Acheampong by stating that the NRC focus was 'to use state power to capture the commanding heights of the economy and to control it... ' (2006, 29) . With this development ideology and top down approach to planning dominating government policies, the NRC formulated its Five Year Development Plan.
The NRC 's Five Year Development Plan 1975 -1980 (5YDP 1975 further cemented its top-down approach to development planning. State participation in all aspects of the economy was encouraged. The openness of the economy and private participation in economic activities were considered a constraint to national development (5YDP 1975, 16) . The government increased its investment in the agricultural sector and in the economy as a whole (Akonor 2006 , 29: Brydon & Legge 1996 Hutchful 2002, 9; 5YDP 1975, 21) . The plan stated: 'in the next few years, heavy injection of capital ranging from simple agricultural tools to tractors, combine harvesters and irrigation works are expected to be made in support of the Operation Feed Yourself and Industries Campaigns ' (5YDP 1975, 33) . Government involvement in the economy moved beyond the establishment of factories to the provision of storage facilities, both on and off farms, warehousing and other marketing infrastructures in the distributive trades (5YDP 1975, 34) . No aspect of the national economy was free from state involvement. The implementation of the NRC's Five Year Plan like past ones was affected by another military take-over. The NRC internally changed twice before the coup that overthrew it. In October 1975, the NRC transformed itself into a Seven-Man Supreme Military Council (SMC). Three years later in July 1978, a 'Palace Coup' occurred and the SMC was replaced with the SMC II (Akonor 2006, 29) . The SMC II announced a programme to return the country to democratic constitutional rule by holding elections on June 18, 1979. Before it could implement its electoral programmes, the SMC II was overthrown on June 4, 1979 (Hutchful 2002, 13) . Although no development plan existed or were formulated, the soldiers governed from the top. Citizen's participation in development planning was totally absent during this fluid period of Ghana's history. In the absence of a constitution and any structured approach to planning, the soldiers ruled and planned from the centre by decrees.
Data and Analysis
Ghana again entered the period of formal national development planning and plans after the country returned to constitutional rule in 1992. Articles 86 and 87 of the 1992 Constitution created the NDPC. Constitutional Acts 479 and 480 provide the NDPC's mandate of advising the president on development planning matters. The NDPC is part of the executive. Article 36, clause 5 of the 1992 constitution states that 'within two years after assuming office, the president shall present to parliament a coordinated programme of economic and social development policies, including agricultural and industrial programmes at all levels and in all the regions of Ghana'. As a part of the executive, the NDPC is the body charged with producing national development plans on behalf of the presidency. The constitutional position of the NDPC is not under analysis in this paper. However, Article 36, clause 5 and Acts 479 and 480 provide the basis for continuous planning from the top at all levels in Ghana, a country with a deep tradition in central planning.
Coming first out of this new constitutional arrangement was the document now referred to simply as the Ghana Vision 2020 (The National Development Policy Framework -NDPF) and the Co-ordinated Programme of Economic and Social Development Policies -CPESDP (The First Step: 1996 -2000 . Although not a national development plan, the Vision 2020 is a major referenced national planning document. Hence, its consideration and analysis in this paper. Vision 2020 contained what is referred to as 'guidelines' for the formulation of sector and local level plans. The NDPF articulates the long term (25 years) 1996-2020 development focus of the country. The NDPF and its guidelines should serve as the basis for the preparation of the first set of development plans at all levels of the planning milieu in Ghana according to section 1.3.
Vision 2020 is structured around the following five major policy themes: human development, economic growth, rural development, urban development and enabling environment. As per NDPC guidelines, all districts and sectors plans were to be framed around these five themes. Not being a development plan, the Vision 2020 had no policy matrix. Therefore the analysis of this document was carried out by a review of Section 3 (long term objectives), Section 4 (objectives, opportunities and constraints) and Section 5 (objectives of the medium term programme). Table 1 below computed from Vision 2020 provides a summary of the review. Source: Vision 2020
Although the five major policy themes, particularly human development, rural development, urban development and enabling environment connote some form of participatory processes for success, no direct reference to participation, community involvement, citizen or local participation or bottom up planning was made within the themes. Sub themes like population and the disadvantaged persons under human development provided useful avenues for participatory planning. However, those themes made no reference to local level involvement of any kind Interestingly, the economic development theme give a glimpse of some form of local involvement by making reference to the equitable distribution of the benefits of development and closer integration of women and rural dwellers into the national economy and the elimination of poverty. However, the means by which districts and sectors were to plan in order to achieve that objective made no direct reference to citizen participation. Instead, the objective was to be achieved 'through the promotion of efficient rural farm and nonfarm production activities and the encouragement of the innovative spirit of micro and small enterprises (MSEs)'.
Overall medium term objectives for the period 1996-2000, theme specific medium term objectives and guidelines specific to each policy area appearing in the NDPF were also analysed as part of the review. No reference to local involvement as a medium term objective mentioned under human development. An extended objective under the same policy area focused on family planning and fertility control with no direct reference to local involvement. The guidelines for setting medium term human development objectives and activities also made no reference to community participation.
The trend of no direct policy reference to participatory planning is reflected under both objectives and guidelines of the economic growth theme. Although economic policies are a central government's primary domain, any reference to direct involvement of businesses or local planning authorities in decisions that affect them would have be an indication of the development planning direction of the state. A vague reference to 'decentralisation of decision on expenditure' is made in the text. A more direct objective on fiscal decentralisation would have been a clear manifestation of the government intended policy direction.
Under the rural development theme, a detailed analysis of the nature and structure of Ghanaian rural communities was provided. However, the medium term rural objectives made no mention in any form to participation as a policy option. A reference to community participation appeared under guidelines for rural development planning. The objectives and guidelines under urban development made no reference to community participation. The review of the enabling environment theme provided a range of results. First, there were no general theme specific objectives. This was a deviation from the general trend of the document. With no theme specific objectives, no reference to participation was also made. Apart from the sub-theme of law and regulation, the remaining enabling environment sub-themes; governance, capacity building, culture and public administration at the national and local levels all had references made to participation in one form or the other. Table 1 shows the individual figures and percentages as computed from Vision 2020. All major policy themes had a percentage of participation of less than 10%. A percentage total of less than 10% indicates broad non-participation and specifically absolute manipulation from the revised ladder. When added up however, the combined total of 31.91% moved the Vision 2020 to level four -consultation on Arnstein's ladder. In any case, consultation falls under the descriptive category of 'tokenism'. Under 'tokenism', Arnstein maintained that although there might be some form of consultation and information flow from the top, the have-nots lack the power to influence or alter the national development planning process in any form. Information flow and decision making is only in one direction, from the top. Following Vision 2020 was the Ghana Poverty Reduction Strategy (GPRS) 2003.
The focus of the GPRS 2003 in theory was on poverty reduction as indicated by the document on several instances. This apparent focus on poverty reduction is being attributed to Ghana's adopting the Heavily Indebted Poor Countries Initiative (HIPC). The focus on poverty reduction was expected to continue as long as Ghana was under the HIPC regime. Like the Vision 2020, the GPRS 2003 was to serve as the basis for district or sector development plans. The GPRS 2003 was framed around the following five themes; macroeconomic stability, increasing production and gainful employment, human development and provision of basic services, special programmes for the vulnerable and excluded and good governance.
Provided on pages 6-12 of the GPRS 2003 is an elaborate list of groups, institutions and individuals consulted and, activities undertaken with dates at both the national and local levels when preparing the document. Based on pages 6-12, it would not be difficult to conclude that the process of preparing the GPRS 2003 was very participatory. However, the results obtained from reviewing the actual objectives and activities in terms of the level of citizens' involvement is non-participatory. The section on macro-economic policy showed no evidence of intended local involvement in the actual implementation processes. Granted, issues of macro and micro economic management are the preserve of central governments. In a democracy like Ghana however, there are and there should always be opportunities for participatory planning regardless of the policy area. For instance policy objective 1.2 'improve expenditure management' and 3.2 'diversify export base' provided excellent opportunities for participatory planning because of the indicated policy activities. The policy activity for objective 1.2 for instance had what can be described as an inherently participatory activity -that is, tracking poverty related expenditure. Yet, no mention of local involvement in this activity.
The six policy areas and ten policy objectives under the production and gainful employment theme were non-participatory in nature with no reference to citizens' involvement. However, the fifth activity under objective 4.1 mentioned community involvement as a strategy for environmental and natural resource management. This was the only reference to participation out of forty five different activities under this theme. A direct reference to local involvement under the activities of policy area 5 (non-traditional export development) would have been very appropriate because of the policy focus. However, no direct reference to local involvement in the seven activities outlined.
Despite having policy objectives that would readily call for local involvement, like 1.1 increase access to education and training, 3.1 prevent new transmission of HIV and 3.2 provide continuum of care for people living with HIV and AIDS, the overall sixty three activities and 13 objectives of the human resources and basic services theme made no reference to citizens' participation. The pattern of no direct or indirect reference to local involvement in policy activities continued under the vulnerable and excluded theme. From a low of 9.90% in the GPRS 2006, the calculated percentage of participation increased to 28.62% in the GSGDA. Although encouraging, the increase is lower than the 31.91% achieved by Vision 2020. Although encouraging, the increase only placed the GSGDA within the broader degree of tokenism from the ladder. With a score of 28.62%, the GSGDA 2010 finds itself at the bottom of the degree of tokenism, the informing parameter. It is worth noting that under 'tokenism', the have-nots lack the power to influence or alter the national development planning process in any form. Under such circumstance, the status quo of non-participation remains since information flow is only from the top. Although the number of policy areas, issues, activities, objectives, total reference to participation and the percentage of participation in the GSGDA 2010 are all far higher than the GPRS 2006, both documents are non-participatory. Out of the 109 references to participation in the GSGDA, the majority (74) were activities from 
Conclusion
The measured levels of participation from the four plans reviewed are summarized in figure two below. Although showing a fluctuating pattern from a high of about 32% for Vision 2020 to a low of about 3% for the GPRS 2003, the four plans reviewed were all non participatory.
The highest score of about 32% placed the Vision 2020at the informing level, the bottom of the broad category of tokenism, a non participatory level. What is encouraging from the review is that the measured levels of participation have showed a consistent level of increase since 2003. The challenge for Ghanaian planners is to maintain the momentum of increase over time. The following recommendations are here provided to sustain such a momentum.
Activities should be targeted for participatory actions. Activities are actions that must always involve some form of local involvement. The GPRS 2006 and GSGDA 2010 started the trend and this should be built upon in future plans. Additionally, the concept of local involvement and participation should be consciously built into policy areas, issues and objectives. If non participation is recognized as a constraint within a policy area, it should logically resurface as an issue, an objective and eventually as an activity. The concept and practice of decentralisation need to be revisited at all levels. It is difficult to reconcile the art of decentralisation in Ghana with the practice of the NDPC dictating the development planning agenda through stringent guidelines from the top. 
